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CHAPTER 10.

B.O.D.C.: OPPORTUNITY FOR A FRESH MANAGEMENT APPROACH?

"Advice is judged by results, not by intentions".

Cicero: Ad Atticum IX.

A new industry commencing operation in a country town is

generally greeted with enthusiasm and anticipation of the contri-

bution likely to be made to the community. How it is likely to

fit in with the existing institutions and structure of the society

can, with some confidence, be predicted. This was not the case

with B.O.D.C. When it commenced operations there was certainly no

wild enthusiasm, and just how it would fit in could only be

speculated. B.O.D.C. was not like a decentralising industry in

which local people may feel some pride in having attracted. It

had been imposed on Bathurst-Orange by a central government.

Bruxner was conscious of this and advised O'Keefe to foster the

co-operation of local government in the growth centre. This was

partly self-preservation for he knew that if the Corporation

generated further adverse criticism it would be directed at him and

his Government, and he was all too aware that in the face of

criticism the backing of his colleagues was uncertain.

The Minister's advice stemmed not only from a concern for possible

reaction between the new Corporation and the local community. He

was also apprehensive at the prospect of interference by the Sydney

bureaucracy in the work of B.O.D.C. When being commissioned,

O'Keefe maintains Bruxner "stated emphatically that if decentrali-

sation meant anything, it meant making decisions at the local level":

His instructions to O'Keefe and his Corporation were to make

decisions at the local level and keep him informed; adding that

he would be watching their performance during the first twelve

months.

The Minister was instructing his new corporation to begin this

next phase by fostering harmonious relations with the local

community, encouraging local decision-making. Thus there was the

possibility that B.O.D.C. would be able to countermand the earlier

propensity for centralised power. It might be able to initiate

organisational arrangements within the growth centre executing

aspects of social action.



As a strand in planning theory, social action emerged in the

1970's in reaction to traditional centrally controlled, bureau-

cratically organised planning. Shifting from a dependency on
rational, scientific methods and bureaucratic models of organisation,

planning was seen " ... as a form of social learning". 2 It

emphasised interpersonal transactions as the basic means of exchange

between technical planners and client communities in a process of

mutual learning and decision. The policy for planning decisions

would change from the traditional practice of a central body of

wise planning sages preparing and safeguarding their plans,

supposed to incorporate the public interest. 3 Planning was

envisaged to occur at the local level in " ... loosely linked

network structures consisting of small, temporary, non-hierarchical,

and task oriented groups". 4 Although not the same, this is related

to the disjointed aspects of Braybrooke and Lindblom's strategy.

They conceived analysis and evaluation of problems as " 	 socially

fragmented, that is, that they take place at a very large number

of points in society". 5 Social action planners are less concerned

with understanding the future as a prelude to designing it, and more

with participation in the social and political processes of

achieving the future as it happens. 6

This chapter answers two questions: Was B.O.D.C. able to secure

the necessary local power? Were the management styles conducive

to a social action planning approach?

Social action through local corporate control?

Legislation had established B.O.D.C. as a " ... statutory body

representing the Crown". 7 Responsibilities, powers, duties, and

functions were also set out. Typical of bureaucratic enterprise

the Corporation was provided with a list of what to do but not how

it was to be done. Even if the legislation implied how action was

to be managed, Bruxner was in no position to help in interpreting

it. Although he presented the legislation to Parliament he admits

he " ... did not understand it", and on asking Don Day (Labor's

shadow minister, and later to become the responsible minister
himself) found " ... he really didn't understand it either". 8

In his instructions to O'Keefe, Bruxner seemed to be giving him

considerable freedom to translate the legislation into local

management of the growth centre. Was O'Keefe being given :Licence
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to interpret "corporation" as he and his fellow members saw fit?

Government Department or statutory authority?

The rivalry between those seeking greater standardisation and

closer integration of government activities and those seeking
greater flexibility and more independence is reflected in the debate

over government departments or statutory authorities. 9 The former

protagonists favour departments; the latter, authorities.

Government departments are considered to provide appropriate

accountability through the elected minister. Statutory authorities

on the other hand are judged to have the necessary managerial

flexibility and freedom appropriate for entrepreneurial public

enterprise. The concept of the autonomous public corporation is,

however, an abstraction" and Wettenhall suggests that in Australian

practice of recent times it has been usual to try and get the best

of both worlds by linking statutory bodies with ministerial control . 11

B.O.D.C. fitted into this mould but even so there was opportunity

for considerable autonomy through corporate power at the local level.

During the first sixteen months B.O.D.C. held seventeen meetings,

recording in excess of 270 resolutions. The vast majority of these

were matters of detail within programs already approved by the

Minister. Only five are judged to have tested the autonomy available

to the Corporation. They regarded staffing, structure plans, funding,

local government rates, and incentives. The outcomes of these five

issues, to be considered in turn, established just how limited the

powers of B.O.D.C. were.

Staff ing.

At the first meeting members determined to request the N.S.W.
Public Service Board to delegate power for the appointment of staff

to the Corporation. They were not aware of the problems encountered

by Uren and Troy in staffing D.U.R.D., 12 it was just that they were

suspicious the Public Service Board would unduly constrain the type

of staff to be employed and the level of salaries to be paId.

The members were promptly advised that it would be the Public

Service Board which would determine, in consultation with the

permanent head, the appropriate staff required and, furthermore, the
organisational structure under which those staff would work.
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Superficially it may appear that the Public Service Board
judged the new Corporation inexperienced in staffing and managing

a public development agency. It is true, they were, but it is

questionable whether the Public Service Board was any more

experienced in the management of an organisation charged with the

development of a new, decentralised complex of cities. Alternative-

ly, it is probable the Government would not have trusted the

Corporation to have such power in case it ran away staffing an

empire for an incremental policy attracting only contingent

political commitment. This is much more likely to have been the

case as it was Bruxner who discussed the matter with the Board and

advised B.O.D.C. that unless it could prove significant difficulties

were being created, staff would continue to be appointed by the

Public Service Board.

The Corporation members were learning. They now knew that

"corporation" did not include responsibility for staff. Exclusion

of part-time members from staff matters was almost complete; only

occasionally was one invited as a "guest" on a selection panel for

even senior staff appointments. In relation to staff B.O.D.C. was

a department to be managed by the Chairman in his role as

permanent head, not the corporate body.

Structure Plans.

Some of the part-time members of the Corporation were still

sensitive that, when previously members of the Interim Consultative

Committee, they had been excluded from preparation of the structure

plans for the growth centre. In the intervening period they had

met the consultants working on the project in Sydney and several

members were not impressed with the consultants, particularly what

they perceived as undue secrecy surrounding the plan preparation.

At an early meeting the Corporation resolved that as they had now

been commissioned it was appropriate they be involved in the

structure planning. Their request was refused by the Planning and

Environment Commission with the advice that they would be invited

to inspect the plans when completed, along with others deemed

by the Commission to have some interest in them. Not satisfied,
the Corporation requested permission to review the plans when
exhibited, prior to final endorsemnnt. The members reasoned that

if they were to be responsible for the management of development
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it was only logical they be satisfied with the viability of

the structure plans. With a disdain for the Corporation, P. & E.C.

staff informed the members they would be free, either as individuals

or as a corporate body, to lodge objections to P. & E.C. just as

all other members of the local community would. Their objections

would be considered along with all the others. Those members from

local government knew this meant that if their objections were

judged to have merit, changes might be contemplated, but past

experience had shown that by the time plans were exhibited invest-

ments of time and money were too great to make significant changes.

Comprehensive plans were usually prepared with quite a degree of

secrecy, exhibited with an invitation for comment and objection,

but only marginal changes were ever made.

The members were eventually invited to inspect the finished plans

in January 1975 (to which nobody had any right of objection), seven

months after they had commenced the responsibilities, powers, duties

and functions they were supposed to perform. The basic structure

for the growth centre was to be in the configuration already shown
in Figure 14 with population distributed as shown in Table 1.

TABLE 1. POPULATION DISTRIBUTION BATHURST-ORANGE.

Location	 Population by 2006 A.D.

Bathurst	 50,000
Orange	 60,000
Blayney	 10,000
New City	 110,000
Villages	 3,500
Rural	 6,500

240,000

Source: B.O.D.C. records and published structure plans.

Within a matter of months the degree of autonomy the Corporation

had in relation to the published structure plans was tested. Along

with Bathurst City Council and the neighbouring Turon Shire Council

it was proposed to develop a large industrial area east of Bathurst,

outside the area designated in the structure plans. This need

arose when a large local industry, having received approval to

re-establish on the site, found the infrastructure costs excessive.

The two Councils and Corporation saw an opportunity to relieve some



of the cost burden by co-operatively developing the area into a

larger estate suitable for industries judged not to have been

adequately catered for in the structure plans. At the time the

Corporation was negotiating with one such industry which bad

already indicated the structure plan sites were not acceptable.

The P. & E.C. opposed the venture, arguing that development
should not be permitted outside the vaunted structure plans.

Despite the Corporation's insistence that in its local, corporate

wisdom the venture was apposite, Bruxner bowed to the P. & E.C.

persuasion and refused permission for B.O.D.C. to participate.

The Minister reinforced the central power over planning in the

growth centre, but that did not mean the Government withdrew from

the particular venture. The local industry did re-establish and

the infrastructure costs were alleviated with financial assistance

from other sources within the State Government. The P. & E.C.

saved "face" but the Government still paid the bill.

B.O.D.C. continued to learn the limits to its power, "corporation"

did not include flexibility to adapt the physical structure plans

in response to dynamic circumstances, no matter how cogent their

corporate reasoning. It appeared that structure plans prepared

in Sydney were to be inviolate.

Funding.

Funding was also a much discussed topic in those early months.

The legislation had provided for the borrowing of funds from a

wide range of sources, including those international. As a public
body B.O.D.C. knew the approval of the State Governor would be

required for any of its loans and that the Governor would act only

on the advice of the N.S.W. State Treasurer.

Five months after it had commenced operations B.O.D.C. was

advised that State Treasury was still not prepared to determine

the financial conditions under which it would operate. Determina-

tion would only be made following the outcomes of the Federal/

State negotiations, although operating funds would continue to be

provided by State Treasury on an interim basis to meet the

Corporation's administrative expenses. Treasury's reticence was

appreciated, but Corporation members, anxious to get on with the

task, speculated the possibility of borrowing funds directly from



145

the financial market. It was perceived that terms available in

the market would be much the same as those provided through State

Treasury.

This idea was short-lived when it was realised the growth centre

was seen by others as a political contrivance and funds would not

be loaned without the backing of the State Government. Here was

a further lesson to be learned: their corporate identity as a

statutory authority gave them no status with financial institutions,

other than as a subordinate of the State Government.

Local government rates.

With the prospect of B.O.D.C. acquiring large tracts of rate

producing land, there was apprehension among local councils that

they might be adversely affected by loss of revenue. This was an

important issue at a time when local government boundary changes

and amalgamations were being contemplated. The matter was raised

by the local government members of the Corporation.

Seeing an opportunity to build good relations with the local

councils, in keeping with Bruxner's instructions, the Corporation

quickly resolved that it would pay local government rates on all

lands it acquired. There was hardly time for self-congratulation

when members were advised they could not settle the problem in

this way. They were advised that as B.O.D.C. was a crown body it

was not permitted to pay rates directly. The members countered

this set-back quickly by resolving that the Corporation would make

grants to the councils in lieu of rates. They were advised that

this too was not possible. This time the advice added that any

solutions B.O.D.C. contemplated would need to be examined against

accepted precedents in other growth centres and, even wider,

every other State agency involved in public ownership of land.

Members learnt that "corporation" also meant they would not have

the freedom and flexibility to respond to local problems on the

basis of their corporate judgement; they were locked into the

bureaucratic realm of standardisation and precedent.

Undaunted, B.O.D.C. tried to circumvent the constriction by

ensuring those leasing-back any properties, paid the rates. This

was not entirely satisfactory and did not alleviate all the tension

over the issue as local councils argued that not all land was
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leased-back and there was often a delay between acquisition and

lease. For its part B.O.D.C. argued that any small loss was

compensated by the increased revenue generated by new development
and other Corporation activities. At issue is not whether local
government was being narrow-minded, but that B.O.D.C. was constrained

in its attempts to foster local co-operation; the very thing it

had been instructed to do.

Incentives.

Faced with the responsibility to develop the growth centre,

Corporation members maintained that special incentives should be

made available through the Country Industries Assistance Fund, to

be used at their discretion. Although not familiar with growth

pole theory, the members had raised an issue fundamental to the

development of Bathurst-Orange. In the absence of an existing

propulsive industry as the locomotive force of economic development,

contrived growth centres would require the countervailing force of

industry incentive orchestrated on a large scale.

This idea for special incentives did receive some response
within D. & D. and draft legislation was prepared by the Department

for submission to State Parliament. The intervening period since

selection of Bathurst-Orange had not increased the Country Party's

understanding of the substance of growth centre development and,

just as before, the Country Party members insisted the growth

centre was not to be given special decentralisation incentives.

Substantive arguments about mechanisms for developing growth centres

had no province in their reasoning. Their motives were parochial;

Bathur st-Orange was not to be given any advantage over other country

cities and towns. There was some suggestion that with a development

corporation in operation that was all the incentive required.

B.O.D.C. was advised it would not be permitted to offer extra
incentives to attract a propulsive industrial base.

These attitudes and decisions anphasise either the paucity of

knowledge the Government had about growth centres or, if there was

any substance to the knowledge, there was no intention to use it

such that Bathurst-Orange could really become a growth centre.

The evidence suggests it was partly both. The State Government was

dabbling with a policy of which it had little substantive under-

standing, applying it to a location it did not really want
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to see grow. As Day commented in November 1974, by then free

from public service restrictions,

••• the involvement which materialised
in December, 1972 was a traumatic experience;
ever since, State ministers have cherished
the hope that they will wake one morning
and find that growth centres, regional
development and the Federal Labor Government
have gone away".13

The outcomes of these five matters generated uncertainty

among part-time members as to what their corporate role was to be.

Two other issues added to that uncertainty: the permanent head/

minister tradition, and a Bathurst-Orange Co-ordinating Committee.

Minister/Permanent head tradition.

The Minister rarely attended Corporation meetings so minutes

were sent to him. When several resolutions were returned with

questions or amendments some part-time members expressed uneasiness.

The concern was not just that Bruxner had amended or queried

decisions; they acknowledged that ultimately they were subject

to the control and direction of the Minister, who in turn was

politically accountable. It was the basis on which the Minister

received his advice they objected to.

O'Keefe, as a career public servant experienced in traditional

minister/permanent head relationships, insisted that it would be he,

as permanent head, who would discuss all matters with the minister,

providing explanation and advice as required. He assured his
fellow-members that he would present their views to the Minister.
Because Bruxner accepted this tradition the other Corporation

members had no alternative but to acquiesce; albeit reluctantly.

This reluctance did not just indicate doubts that O'Keefe would
present their views. It involved matters of perception; parti-
cularly the perceptions of members with backgrounds in private

enterprise used to identifying and seizing opportunities, accepting

that risks are involved. Some members felt that even if O'Keefe

was able to present their perceptions, when asked for advice it

would be his bureaucratic instincts which would prevail.

The limiting of vertical communication to the minister/permanent

head relationship was not peculiar to B.O.D.C. It is common in
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public bureaucracies and similar restricted links occur through
managing directors and the boards of private bureaucracies. This
direct access may make administrative sense but it can stifle
corporate debate and force particular points of view. It is
difficult to argue against the statement "the Minister's view is",
or "I know the Minister would not agree to that". To be in a
position to introduce such statements in debate is a powerful tool
in the hands of those who either have the direct access, or are
perceived to have it. In truth, the statements may: accurately
reflect the minister's already stated view; reflect the
negotiator's perception of what the minister's view was when
stated; reflect what the Minister's view might be if it were
stated; bear no relation to what the minister's view might be.
In practice the statements are often used to bolster weak
argument or push an otherwise unacceptable point of view. (From
participant observations of Federal/State officials negotiations
the practice is well used in all its intentions).

That Bruxner chose to maintain this permanent head tradition,
with all its implications, was not the only concern. Both O'Keefe
and the other members were continuously concerned that officers
in D. & D. were able to intervene between the Corporation and the
Minister. Minutes were also sent to senior officers for information,
and these officers were more proximate to Bruxner than anyone from
B.O.D.C. Often matters processed through the Department were
forwarded to the Minister with advice, whether it was requested or
not. The exigencies of the portfolio were such that on occasions
it was more expedient for Bruxner to seek the advice of his
Departmental officers down the hall rather than his Corporation
two hundred kilometres to the west. Corporation members felt
Departmental officers were all too ready to point out perceived
deficiencies in B.O.D.C. alluding that it really would be better
under their control, even when so called deficiencies were premised
on inadequate understanding of the point at issue.

Bathur st-Orange Co-ordinating Committee.

Following the struggle between D. & D. and S.P.A. for control of
planning the growth centre in July 1973, Fuller had established a
steering committee as a forum for co-ordination. He added an
officer from State Treasury to those from the Authority and the
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Department. In October 1974 Bruxner continued the idea, called it

the Bathurst-Orange Growth Centre Co-ordinating Committee, and

added O'Keefe to its membership.

Minutes of the latter Committee's first meeting note that the

role was to be co-ordination. This was appropriate as the

structure plans were still being prepared and D. & D. was represent-

ing the State in the Federal/State negotiations. Wanting the

Department to have as little as possible to do with Bathurst-
Orange, O'Keefe argued that he should represent his growth centre

in negotiations regarding a municipal works program. As part of

the Federal/State agreements the Federal Government had agreed to

make funds available directly to local councils where it could be

demonstrated that basic infrastructure required upgrading to cope

with the expected growth. The request was reasonable given

extensive discussions with the local councils were involved.

Bruxner declined O'Keefe's request, not wanting to exclude the

Department staff altogether from the growth centres he felt they
had originally expended so much effort in formulating. As a basis

for decision the reasoning might have seemed a nice thing to do

for his departmental officers, but it added to growing animosity
between the two bodies under his control; particularly when

B.O.D.C. ended up having to do most of the detailed work with the

councils and then send it to the Department for presentation as

its work.

Relations between the Committee and Corporation members were

not enhanced when it was learnt that the structure plans, at long

last about to be released, were to be shown to the central bureau-

crats some months before the Corporation members, although as a

member of the central Committee, O'Keefe was invited. From this

part-time members could only conclude that apparently secret plans

could be shown to bureaucrats but part-time members of a corporate

body were either not competent or not to be trusted with such
information.

Once the structure plans were released and the early co-ordination

was no longer needed, the Committee became a forum for the scrutiny

of B.O.D.C. activities. Meetings were somewhat informal and items

from Corporation programs or minutes were raised by D. & D. officers

usually with implied criticism. O'Keefe found himself having to
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justify Corporation decisions in another arena. Fortunately

Bruxner recognised the intentions involved and advised the neeting

in October 1975 that whilst he wished to retain the co-ordinating

services of the Committee, he would now be looking increasingly

towards the Corporations in Bathurst-Orange and Albury-Wodonga

managing the businesses for which they had been established

without outside interference. Accordingly he declined to set

any date for a further meeting. Unfortunately the Committee

began meeting again within twelve months. Once the State Labor

Government took office in May 1976, the new Minister, Don Day,

was prevailed upon to recommence the meetings. Very quickly they

again became a forum for meddling in B.O.D.C. affairs.

Those on the Committee seeking to interpose may have genuinely

believed their actions to be justified; it was the more senior

body watching over the activities of its junior, guarding against
mistakes being made. If this was the motive, and not some

machiavellian pursuit for power, then it suggests a supercilious

disregard for the individual or corporate abilities of the

Corporation members.

Was B.O.D.C. to be an exemplar of corporate control through a

statutory authority with some flexibility and freedom for autonomous

local action? No! Was it to display a corporate approach to

management ensuring collective wisdom addressed the complexity

of building new cities? No! Was an opportunity taken to use

B.O.D.C. creatively, to experiment with new, local organisational

arrangements? No! "Corporation", when applied to B.O.D.C., turned

out to be nothing more than a borrowed term, transposed into a

small traditional government "department". Despite Bruxner's
personal patronage, his good intentions of encouraging local

responsibility foundered on the centralising power of the N.S.W.

bureaucracy. This was partly due to his lack of experience with
management of public bureaucracies. It also reflected the dearth
of commitment from his political colleagues. Introduction of new,

creative management approaches requires the powerful leadership of

experienced and confident politicians.

Opportunities to capitalise on Bruxner's hopes for local decision

making had not materialised. The three organisational principles

of decentralised social action suggested by Friedmann 14 had not been
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met. (These same principles were raised in chapter 6 but warrant

rehearsing again here). The first principle requires that all

powers not specifically granted to higher units should be retained

by lower ones. The reverse had occurred in Bathurst-Orange.

B.O.D.C. had been unable to wrest powers from central bureaucrats.
The second principle would have decisions and actions take place

at the organisational level where major effects can be internalised.
Any principle of internalisation in respect to B.O.D.C. applied

only to the minutiae of programs approved by central politicians

and bureaucrats. Acting on the third principle all units would

have direct voice and influence in the decisions and actions of
higher aggregated levels. This was not to be the case with B.O.D.C.

Contact by Corporation members with those in positions of central

power was restricted to the Chairman, and the merits of this

contact they judged to be dubious.

The extent to which B.O.D.C. could be an opportunity to foster
a localised social action approach now rested with the management

style of the departmental head, O'Keefe.

Management of B.O.D.C., Conducive to a social action approach?

When appointed, O'Keefe was a career public servant with all

his experience in the N.S.W. Lands Department. During his career
he had been an outspoken critic of that Department's organisation

as antiquated and inflexible. He was not alone in this criticism,

it was shared by others in the N.S.W. Public Service. He brought

to his new position a desire to initiate a better management approac

to the Corporation. Although he had no definitive proposals of

what would be better, he entertained ideas about staff working in

multi-disciplinary project teams, substantial delegations of

authority to those making decisions, participation of outside
bodies in the activities of B.O.D.C. This desire to implement
innovate approaches, coupled with Bruxner's instructions for local

decision-making, augured well for the possible introduction of

another feature of social action approaches: innovative social

learning. The remaining section of this chapter examines the

staffing and management approaches of B.O.D.C. in relation to
opportunities for social learning in the growth centre.
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Social learning as part of social action.

Claiming that turbulent environments exist in the realm of

socio-economic affairs, Friedmann argues that " ... we shall have

to develop a capacity for handling the unexpected consequences of

our actions as they occur and become known to us" . 15 Planning

will involve social learning as " ... a dialectical process, a

process of reflexive action, that takes place in environments

from which we learn in the very process of transforming them" . 16

Without having to debate whether the environment of Bathurst-

Orange was turbulent or just complex, it is claimed that neither

the Corporation and its staff nor the local community were in a

position to foretell the outcomes of the growth centre's selection.

All would be faced with the prospect of learning in the process

of developing the complex.

As part of a social action approach the role of planners, in
networks structured for social learning, is to enhance the
opportunity for innovative responses to circumstances as they

emerge, foster participation by the community, and increase

opportunities for dialogue and face-to-face relations. Schon
(one of the early writers from whom planning paradigm builders
have developed their social action models) advocated that social

learning could be fostered by persons fulfilling, what he called,

network roles. 17 Those involved would operate within social,

organisational and interpersonal networks existent or fostered

in the community. He identified roles for:

systems negotiator - the middleman as the

vehicle by which participants are able to

negotiate the system;
underground manager - who fosters, maintains

and operates informal, underground networks

throughout the community;

manoeuvrer - operating on a project basis

to persuade or coerce institutions to make

shifts to realise projects across institutional

lines;

broker - fulfilling the entrepreneurial role

of linking buyers and sellers, the matchmaker

at all levels and in all sorts of functional
domains;
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network manager - overseeing official networks

ensuring communication flows and resources are

available for the networks to operate;

facilitator - with a wide view of policy,

fostering the development and interconnection
of enterprises towards the policy theme. 18

O'Keefe wanted to be seen to initiate new management arrangements
and the organising and staffing of 3.O.D.C. offered scope for

developing network operators of the type envisaged by Schcn.

Certainly functional classifications would be required, but there

would also be the prospect of selected staff becoming network

operators, performing in the margin between Corporation and

community. There were, however, two features of the approach

O'Keefe adopted which countervailed any likelihood of social action

styles emerging. The first involved prevailing attitudes to public

servants, the second involved the fate of an entrepreneurial deputy

chairman.

Staffing the Corporation with public servants.

Any interest O'Keefe entertained for new approaches was confined

only to innovative structures within the public service tradition.

He was motivated by a desire to show that public enterprise could

successfully build the growth centre, acknowledging that it would

require new innovative management approaches. But any innovation

could only be within the boundaries of the public service. Even if

he had wanted to go beyond the public service it is unlikely he

would have been able to, particularly given the public Service

Board's earlier response about staffing. The outcome of this was

that the community came to perceive B.O.D.C. as a government
department staffed by traditional public servants.

When appointing staff there was no explicit attempt to select

people with knowledge of growth centres per se. They were appointed

for their functional expertise; any knowledge of growth centre

policies and mechanisms for stimulating growth were bonuses.

Functional classifications filled related to large scale land

acquisition and development: physical planners, engineers, archi-

tects, surveyors, valuers, property managers, together with

administrative and technical support staff. Research, promotion,
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and industrial liaison had minor roles in B.O.D.C. Of the fifty

seven staff working with the Corporation by the end of 1975 only

one, a senior research officer who had worked with D. & D., could

be said to have been involved when the growth centre policies were

emerging. B.O.D.C. was staffed by raw recruits.

On joining the organisation new staff were referred to the
legislation for policy direction in that it was " ... charged with

the responsibility of promoting, co-ordinating, managing and

securing the orderly and economic development of the growth

centre". 19 For many of the staff this was sufficient. Joining

the Corporation for them was simply a job, which happened to
involve building a new city complex. For any concerned to under-

stand more fully the policy, or with some preconceived notion of

how the orderly and economic development might be promoted, co-

ordinated, managed and secured, reference to the legislation was

insufficient.

Schon argues that the legislative encapsulation of policy is

valid only when it is generally accepted and routinely carried
out under stable commitment. 20 On that basis reference to the

growth centre legislation was fatuous, for what the governments

wished to do in Bathurst-Orange was not widely understood,

universally accepted, or backed with stable political commitment.

For those who may have entertained notions of improving their

understanding of the substance of growth centre policies two

factors militated against them. Firstly there was no one in

B.O.D.C. with sufficient knowledge to teach them. Secondly, and

perhaps more importantly, there was insufficient time to atop the

program launching so that staff members' knowledge could be brought

up to some level deemed competent. But isn't this what normally

happens when new employees join an organisation? People Learn on
the job, in the act of doing, taught by their organisational peers.

The difference in B.O.D.C. was that staff started at the same time,

all were learning together. There could have been advantages in

this. With no organisational structure and culture to inherit, new

staff were unencumbered as they learned together and with the

community.

Rather than the new staff being identified as community network
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operators, mutually learning with the community, they were

perceived as typical public servants. Osborne, (the local State

Member with wide contact across all sections of the community)

reflected that it had been a mistake " ... to employ so many staff

from the public service, particularly from the Lands Department"

and that the Corporation was perceived by many as a public service

department dominated by Lands Department personnel. 21 This

reflection, supported by similar comments from others interviewed,

has substance when the staff involved during 1974-75 are examined.

TABLE 2.

STAFF INVOLVED IN B.O.D.C. ACTIVITIES JULY 1974

TO NOVEMBER 1975.

Staff coming Executive/ Professional/ Administration/
from: senior

management
technical/
promotional

Finance/support

Public Service
background

7 18 5

Private enterprise
background

3 5 14

Initial
employment

3 2

10 26 21

Source: B.O.D.C. staff records.

As can be seen from Table 2, a balance transpired between those

coming from public service backgrounds and those from elsewhere.

This balance is not so evident when it is recognised that admini-

strative/finance/support staff had little contact with the

community. Of those having direct contact with the community,

two thirds had public service backgrounds. A further breakdown
of these reveals that of the 36 staff in these two categories,

(executive and professional) 8 had followed O'Keefe from the Lands

Department, and 9 had either transferred from the Public Works

Department or remained in that Department whilst working directly
for the Corporation.

The number of staff with public service backgrounds may not

of itself have been sufficient to generate the perception oE B.O.D.C.

as a typical department. Three other factors also contributed.
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First, and probably most important, many in the community,

especially landholders, had knowledge of O'Keefe as the District

Surveyor in charge of the regional office of the Lands Department

in Orange. Second, in the early years it was ex-Lands Department

officers who were involved in direct negotiations with the community

for public land acquisition. Third, most Public Works officers

dealing with the community were those who remained in that

Department. O'Keefe had negotiated arrangements for the use of

engineers and architects from that Department to work full-time

on Corporation activities. In their dealings with the community

these officers strenuously maintained that they were not employed

by B.O.D.C, but by the Department of Public Works.

Those who maintained the preponderance of public servants to

be a mistake offered no reason as to why it should be so. It

appears to have been just a widely shared perception that bureau-

cratic procedures would be followed and that communication between
the Corporation and community would be difficult. This suggests
that even if O'Keefe and his Corporation had intended explicitly

to incorporate a social action approach they would have had to

overcome prevailing attitudes to public servants and government
agencies.

The fate of an entrepreneurial deputy chairman.

The appointment of O'Keefe as chairman and Flude as deputy

chairman was based on an assumption that the combination of these

two strong personalities from different backgrounds would comprise

an appropriately balanced executive team. It was the entrepreneur-

ial flair of Flude which had impressed the selection panel, but

his young age determined that he should be only the deputy chairman.

Having made that decision, O'Keefe was subsequently selected as a

chairman providing knowledge of the State bureaucracy to be

complemented by Flude's entrepreneurial flair.22

When appointing the team Bruxner advised Flude of the deliberation

encouraging him to pursue an entrepreneurial approach whilst

acknowledging the public service system. Bruxner insisted he

wanted to see a team working, Like so many of the other decisions

this seemed like a good idea but it contained the seeds of yet

another power struggle. There seems to have been no explanation
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of what an entrepreneurial approach meant or how the two

executives were to complement each other. There seems to have

been a hope that the perceived flair and charisma of Flude would

somehow mix with the perceived bureaucratic experience of O'Keefe

and produce a balanced executive team. The product was two

distinct attitudes in competition. It was not just a problem

of trying to mix a high-flying entrepreneur with an obdurate

public servant. At the heart of the differences were alternate

perceptions of how to secure a power base of support to sustain

the Corporation.

By linking the fledgling Corporation into the State Public

Service system O'Keefe envisaged his organisation could be

bolstered against wavering political support. Because of Bruxner's

ability to project a pretence of Government commitment, O'Keefe

was not entirely aware at that stage of its paucity, but from his

experience he knew of the vagaries of political commitment to

programs. Accordingly he spent considerable effort fostering

supportive links among senior public servants, including the Public

Service Board itself and Sir Harold Dickenson, the Chairman, in

particular. For O'Keefe long-term support would come through the

public service system, hopefully even independent of politicians.

It was not that Flude disagreed with this approach; in those

early days it simply did not occur to him that such an approach

existed. He had gained some experience of the State bureaucracy

in a brief period with the Central West Regional Advisory Council 23

operating under the control of D. & D. During this period he had

found no public service restrictions to his council initiatives.

Whenever he wished to pursue local opportunities he perceived as

relevant to the operations of the Council, he had simply gone ahead.

The fact that the Council was within the public service had not
seemed to constrain him; in fact it was " ... something in the

background and almost irrelevant". 24 He was later to learn that

he had not been inhibited because senior staff of D. & D. had

protected him, facilitating his initiatives within the system, eager

to see the new regional body develop. With this naive, insulated

perception of the role and power of the Public Service Board, Flude

launched into his duties as the entrepreneurial deputy.
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Like O'Keefe he knew that of itself the Corporation was

insufficient as a power base to sustain the program. He was

more aware of the tenuous nature of the political commitment

through his political contacts. He perceived that support should

be procured, even coerced, directly from politicians and this

could be attained " ... by performing from day one" with the
measure of performance being " ... bricks and mortar visibly on

the ground" . 25

The two approaches did not cohabit for long. Flude judged that

O'Keefe was following a traditional bureaucratic way, with pains-

taking attention to detail, gradually staffing and organising his

Corporation, then would follow research and physical planning,

and eventually development could occur in an ordered way. For

someone anxious to build immediately this all seemed constricting;

and anyway wasn't O'Keefe appointed to be responsible for the

public service aspects leaving Flude free to "entreprendre"?

On the other hand O'Keefe perceived Flude's headlong pursuit: of

quick performance not only as deviant public service behaviour,

but potentially dangerous to his carefully tended relations with

the Public Service Board.

When, on O'Keefe's advice, the Corporation approved authority
delegations to the staff Flude reacted that he was being unduly

constrained by the Chairman. Although by normal public service

practice the delegations to incur expenditure were expansive

(Chairman - $50,000; Deputy Chairman - $5,000) it was the

disparity to which Flude objected. It was clear to his mind that

they were equal members of the team, perhaps the delegations should

even have been reversed in keeping with his role as the entrepreneur.

Flude concluded that power was going to be concentrated in the

Chairman with " ... the role of the Deputy Chairman relegated to

that of office boy". 26
 Not content to be a passive underling Flude

sought power through the Corporation Board. He felt that among

the other part-time members he would be regarded as equal with the

Chairman and thus could subvert what he considered undue supervision

and constriction.

There were various interpretations of the growth centre policy

among the part-time members. The local government representative

tended to seek vigilantly to protect councils from adverse



159

implications. Some members had higher political aspirations,

others seemed content to respond to referred matters of detail.

Of all the members, both full and part-time, only Phillips had

started with any "grand vision" of what growth centres could be.

He had been a member of the Development Corporation of N.S.W.

since May 1972 and shared its vision of selective decentralisation.

Phillips had also been the Chairman of the Central Western

Regional Advisory Council and Flude judged that their association

on that Council would engender support for his efforts to shake

off the restrictive shackles. Flude was also aware that Phillips,

not in favour of strong links with the Public Service, regarded

attachment to the Service an administrative necessity but not the

sole power base. Phillips was familiar with British New Towns

and was critical of the M.S.W. legislation in providing for the

dual role of chairman/chief executive. He advocated the need for

a	 ... heavyweight chairman able to influence politicians and

boardrooms in private enterprise". 27 Such a chairman would

operate in the realm of politicians and industry eliciting commit-

ment to the growth centre.

Operating through the Corporation meetings Flude was able to

gain approval to his schemes, even when they were sometimes omitted

from the agenda prepared by the Chairman. This was not entirely

successful as he still required the Chairman's authority to incur

expenditure involving him in excessive scrutiny and delays. It

was anathema to an entrepreneur to have a cautious public servant

constantly looking over his shoulder.

It may still have been possible for the two executives to work

as a team; much as Bruxner was prepared to work with Uren,
although Bruxner and Uren were an "occasional team" and did not
have to work together day-to-day. "Unfortunately the 'chemistry'

between the two did not work and it was not long before the two

were at each other's throats". 28 The conflict surfaced with
Corporation staff beginning to polarise with the differing

personalities and approaches. Officers from D. & D. also became

aware of the conflict and readily sided with Flude, partly because

of their past association with him but also as an opportunity to

once again "get at" O'Keefe.
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Flude became disillusioned with his role as it only seemed to

bring him in conflict with the Public Service Board and by 1976

he concluded he was not going to secure sufficient support: from

his fellow Corporation members to resist O'Keefe. Some members

accepted the Chairman's approach as correct, whilst others,

sympathetic to Flude himself, seemed not prepared to "rock the

boat" politically. Phillips had by this time become sceptical

of the political commitment from Sydney and concluded that, at

least until commitment became stronger, the Corporation could only

foster marginal growth in Bathurst and Orange; for him the concept
was now only a shell of his original conception.

Flude resigned in March 1976 to return to private enterprise,

although his salary was continued for several months through

ministerial arrangements. That his salary was maintained after

his resignation indicated some ministerial sympathy for him, but

not sufficient to take on the power of public service traditions.

The importance of this conflict lies not just in which approach
had been correct, nor as just another example of an organisational
power struggle, but in the treatment and fate of the Deputy Chairman

which reinforced the realisation that B .O.D.C. was to operate

in the Public Service tradition. Flude was well known in the

community and many were aware of the personality conflict and the
outcomes. It was also a significant turning point for some senior

members of Corporation staff who had come from private enterprise

with alternate conceptions of the role of B.O.D.C. in the community.

Whilst those officers may not have shared Flude's pursuit of rapid

results it became obvious that it would be necessary to subjugate

personal concepts into a departmental approach, endeavouring to

make changes from within such a structure. Any attempt to operate

beyond what was deemed normal departmental practice was clearly
fraught with danger. The example of the Deputy Chairman had shown
that innovative entrepreneurial flair was considered deviant.

With Flude's resignation the die had been cast against any
potential for serious network broking of the type contemplated
for a social action approach, although O'Keefe was aware of the

need to maintain good public relations with the local community

and instructed his staff accordingly. As a departmental head he

was conscious of his responsibility to protect his minister from
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public reaction. To convey the impression that O'Keefe's only

interest in community participation was that of a public servant

unwillingly participating with the public would be unfair; he

genuinely sought to involve members of the community in Corporation

activities. Acting on his conception of project teams, local

people were selected to become members of a number of teams dealing
with specific projects. These teams did make useful contributions

to the Corporation's deliberations but it was always within the

context that they were ultimately managed by the Corporation, for

the Corporation's benefit. This same attitude applied to a formal
body established for consultation.

The Bathurst-Orange Consultative Committee.

The growth centre legislation had provided for the establishment

of committees, with membership drawn from the local community, to

advise the Corporation. A Bathurst Orange Consultative Committee

was formed and commenced operations on 29 May 1975 with fifteen

members selected from nominations submitted by the community. This
committee also offered scope for possible network roles by its

members, identified with the Corporation, yet remaining outside

its departmental organisation.

Even though the legislation had outlined a consultative role,

the Corporation's first annual report alluded to a much wider

interpretation of the Committee's purpose when stating " the

Committee will be encouraged to raise any matters coming within

the scope of the Corporation's activities" and would be "an

important link between the Corporation and the community ..." 29

It was appropriate to provide this group of local people with

direction. To have appointed the fifteen members and then left

them to be consulted if and when the Corporation required would
have relegated them as a benign repository of local representative

reaction. The supposed freedom to examine any matter coming within

the scope of the Corporation's activities should then have afforded

committee members opportunities to act as brokers for public
learning. Full of enthusiasm, some members envisaged themselves

freely moving about the community, discussing issues with interested

individuals and groups, outlining and explaining plans being

prepared, initiating debate on sensitive matters, providing feed-

back to the Corporation. Rather than the Committee becoming a
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positive link between the Corporation and the community, it was

to learn that any freedom of action was largely rhetorical and

that its activities were circumscribed.

For the first year O'Keefe insisted that he should be chairman

of the Committee also, to set it on the "right" course. Links

between the two bodies would be important but the dual chairman-
ship implied from the outset some measure of control by the

Corporation. Even though in later years the Committee chose its

own chairman, the initially created impression remained.

Dependence on the Corporation was even more pronounced when

it became clear the Committee was to have no resources of its

own, it would have to rely on allocations by the Corporation.

Having raised matters for consideration (such as low cost housing)

it was not free to initiate action, it had to request resources

of staff and funds from its parent body. Any such requests were

subjected to scrutiny by the Corporation and then placed on a

priority listing. Even when proposals survived the scrutiny, and

were not rejected as just another"harebrained"idea, Committee

members often felt their requests were relegated to a low priority.

It was administratively prudent to examine all requests and care-

fully allocate the limited resources but it did not generate
confidence that the Committee was anything other than a puppet,

permitted to pursue issues only at the behest of the Corporation.

What communication there was between the community and the

Committee, and between Committee and Corporation, deteriorated

after the first year. Many on the Committee envisaged being free

to use local media as a forum for public debate on Corporation

activities. There was no intention to use the media to criticise

the Corporation, but rather to generate awareness of its activities

and as a forum for discussion, providing useful input to
Corporation deliberations. The Corporation was not prepared to

countenance such freedom, sensitive to possible criticism of

itself, and insisted that any contact by the Committee with the
media must be through the Corporation chairman. That the Committee

members were not free to express public opinions further denigrated

their role as links between the Corporation and the community.
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The Consultative Committee did continue operations for several

years until, on its own recommendation, it was disbanded by
the Corporation. It probably would have ceased operations earlier

were it not for one bright light, a sub-committee formed to

investigate railway matters. This sub-committee was active

largely due to several key Bathurst railway men who used the sub-

committee as an effective lobby group. As this sub-committee

became more active and raised significant rail issues directly

in the community or directly to State rail authorities, the

Corporation increasingly sought to constrain what was perceived

to be a militant, sectional interest group. The group was too

vocal to simply disband it, so an attempt was made to overwhelm

it by widening its brief to cover all parts of the growth centre

and cover all transport issues. It was hoped the wider brief and

the introduction of representatives from other transport crroups

would dampen the enthusiasm. Far too smart and too experienced

in union-management strategems, the railway men were not prepared

to accept this sophistry. They transferred their interest to the

Bathurst Chamber of Commerce, seeking within that organisation

greater freedom of operation. The Corporation achieved its desire,

the railway issues were disassociated from it, and much to the

relief of some Corporation members, the Consultative Committee
lapsed.
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Conclusions.

Even though centrally commanded arrangements had already been

promulgated, as an opportunity to experiment with an innovative
approach to implementation of the growth centre program, B.O.O.C.

appeared to offer so much potential. The responsible minister

was requesting that decisions be made locally. A local corporation

had been established as the agency to manage the program. An

executive team was appointed, combining entrepreneurial flair and

bureaucratic experience. In short, it seemed that a social action

approach was being proposed.

The experience of this period might be considered as one of

unrealised potential. Rather than any innovative social action

approach emerging, the proclivity for bureaucratic management again

prevailed. It is difficult to identify any one management model

which was being followed and if there had been any thought of

experimentation in public service management, the control had been

negligible. Rather, there seems to have been a mixture of variables

often in competition, in the hope that somehow the mixture would be

both appropriate and work. Out of this had come a Corporation

clearly aligned to the N.S.W. Public Service.
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CHAPTER 11

AM ALLOCATIVE PLANNING APPROACH.

"What we have to learn to do, we
learn by doing".

Aristotle: Nicomachean Ethics II i.

"Vether it's worth goin' through so
much to learn so little as the charity-
boy said ven he got to the end of the
alphabet, is a matter o'taste".

Dickens: The Pickwick Papers XXVII.

The form of planning Friedmann describes as allocative has

four distinctive characteristics: Long range comprehensive plans

as the basis for allocating scarce resources between competing

claims; all elements of a program require policy determination

to ensure equilibrium is maintained; quantitative analysis forms

an essential component to produce logically consistent programs;

decisions should be made functionally rational, that is, the

major value premises are independent of rational analysis.1

Against a background of these characteristics this chapter examines

B.O.D.C. operating in both the central allocative network and the

local program.

The central allocative process.

Arrangements, eventually agreed at the Ministerial Conference

on 12 December 1974, set in motion the Federal/State funding of

Bathurst-Orange. Up to that time B.O.D.C. had been provided with
administrative funds by the State Government. The first three

items of a statement issued from the Conference outlined what would

be required of B.O.D.C. if it were to receive Federal funds.

1. The Corporation shall prepare and submit for
consideration to the Ministerial Conference
each year, a forward plan for the development
of the complex based on a rate of growth agreed
to by the Ministers:

(i) covering -
.development in the public sector and the
private sector during the ensuing five
financial years;
.provision of facilities and services
required by the various stages of
developm Ent;
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(ii) including statements of estimated
expenditure for each of the five
financial years, and in the case of
public sector development, particulars
of sources of funds and statements of
expenditure by the Corporation.

2. In preparing the Development Program the Corporation
shall, in relation to any works which are the
responsibility of an Australian Government, State
or local authority, ascertain whether that authority
will be in a position to carry out the works proposed
in the Development Program.

3. The Corporation shall prepare and submit for consideration
to the Ministers each year with the Development Program
a draft financial program in respect of the next
ensuing financial year, covering in detail, estimated
revenue and expenditure of the Corporation.2

With a comprehensive five year plan as the basis, B.O.D.C. was

required to negotiate annually the central process depicted in

Figure 15. The negotiations commenced early each year with

B.O.D.C. submitting its long range plan together with an annual

program and budget. The first N.S.W. Ministerial Conference was

scheduled for April-May to permit conditional approval of a draft

program and budget. This conditional approval provided for the

allocation of "supply funds" pending full budget appropriations

following the August budgets of the Federal and State Governments.

Once the budget allocations were known the second Conference

approved an annual program, and funds could flow.

This process, only marginally different from usual departmental

arrangements, was expected to stabilise into a manageable annual

routine, and allocated B .O.D.C. funds in both 1974/75 and 1975/76
as shown in Table 3.

TABLE 3.

B.O.D.C. Budget Allocations 1974/75 and 1975/76. 

Source of Funds 

Federal Government
loan allocation

1974/75	 1975/76 

$4.42m.	 $6.99m.

$3.80m.	 $4.00m.

--	 $0.70m.

State Government
loan allocation

Borrowing allocation 

$ 8.22m.	 $11.69m.

Source: B.O.D.C. Financial reports.
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Figure 15 The central allocation process.
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Funds were allocated from three sources: the Federal and State

Governments and, in the second year, a borrowing allocation was

provided. The first two allocations comprised government money

loaned to B.O.D.C. at the prevailing long term bond rate of

interest. Repayment of capital and interest was deferred for ten

years, although during that period interest did capitalise to the

loan. Repayment of interest and capital is to commence at the

end of the deferment and be completed over the ensuing twenty

years. The third allocation, a borrowing allocation, gave B.O.D.C.

permission to borrow from financial institutions up to the amount

allocated. No deferment was available with this form although

there was some flexibility in that it proved possible to negotiate

"interest only" loans. Again, these sources are not untypical

of the ways governments finance public agencies.

Local government was involved, in that provision was made for

funds to be allocated to local councils for what became known as

"backlog works". In th e early days when high population targets

were postulated it was acknowledged that considerable investment
would be required in infrastructure, particularly water and

sewerage headworks. Where it was shown that a local council had

a backlog, funds were provided directly to it to bring the infra-

structure to a position where it could be reasonably expected to

cope with the projected growth.

Abstraction versus reality.

Given time, this central loan allocation process may have

reached the anticipated stable state of annual appropriations,

but during the first two years it was anything but stable. If

anything it was an exercise in delusion rather than one of rational

comprehensive planning. There were connotations of rational

decision-making, based on comprehensive plans, supported by

quantitative models, justifying the wisdom of investments in the

long term. Plans were to balance the inputs by all three levels

of government and private enterprise.

The process may have seemed correct to those determining it

abstractly from the confinement of metropolitan office desks, but

for B.O.D.C. the operational basis for allocations were functions

of underlying perceptions and power struggles.
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Considerable Corporation effort was directed in a vain pursuit

for comprehensive programs whilst at the same time adapting short

term budgets to the exigencies of political power struggles.

Three aspects serve to illustrate the operational problems

experienced by B.O.D.C.: pursuing co-ordinated enterprise;

allocation of State funds; and Federal/State financial agreements.

Co-ordinated development?

For the first two financial years (1974/75 and 1975/76) B.O.D.C.

retained a consultant to prepare Five Year Development Plans.

The choice of a consultant with some knowledge of the requirements

of the ideologies in D.U.R.D. was both necessary and wise,

particularly as these two plans and budgets had to be completed
within twelve months of B.O.D.C. commencing operations. At that

stage Corporation staff did not have the knowledge or experience

to undertake the task. These first two plans were largely

exercises in financial numbers: hectares of land to be acquired
were shown; numbers of industrial, residential and commercial

lots to be developed were listed; numbers of houses to be built

were identified. But none of these were related to actual

properties to be purchased or estates to be developed, nor could

they be for the structure plans for the growth centre had still

not been completed. Summaries of the first two programs are shown

in Tables 4 and 5 which will be referred to again in later sections.

In August 1975 the Corporation determined that the next five
year development plan should be prepared such that it would go

beyond mere financial statements of B.O.D.C. expenditure and

revenue. It was intended that this new plan would be a framework

for development by not only B.O.D.C. but also local councils,

federal and state organisations and the private sector. There

was another reason for this. By considering not only what would

be developed but where, it was envisaged the Corporation would

upgrade its deficient knowledge of the physical plans for the

growth centre, having been earlier precluded from participation in

the preparation of the structure plans.

As part of this third five year plan an attempt was made to

fulfill the Federal requirements for comprehensive co-ordination
by approaching government agencies to discuss their respective



TABLE 4.

SUMMARY FINANCIAL PROGRAM 1974-75 TO 1978-79.

OUTLAY 1974-75 1975-76 1976-77 1977-78 1978-79 Total

$1000
1. Land Acquisition

and development 7,391 11,894 15,442 11,999 10,777 57,503

2. Housing 543 5,188 4,832 5,170 5,406 21,139

3. Commercial
Properties 316 529 583 633 678 2,739

4. Recoverable
building projects - - - - - -

5. General Municipal
projects - 500 500 500 500 2,000

6. Water Sewerage
& drainage. 167 289 620 998 1,707 3,781

7. Public Transport - - - - -

8. General
Administration 583 962 1,058 1,028 1,041 4,672

TOTAL 9,000 19,362 23,035 20,328 20,109 91,834

REVENUES

1. Land 873 1,811 3,096 3,687 5,458 14,925

2. Housing 2,823 3,778 4,693 5,465 16,759

3. Commercial
Properties - 79 156 240 333 808

4. Recoverable
building projects - - - - - -

S. General Municipal
projects - 25 75 125 175 400

6. Water Sewerage
F Drainage

7. Public Transport	 -	 -	 -	 -	 -

8. General

	

Administration	 -	 -	 -	 -	 -

TOTAL 873	 4,738	 7,105	 8,745	 11,431	 32,892

TOTAL FUNDING
REQUIREMENT 8,127	 14,624	 15,930	 11,583	 8,678	 58,942

Source: B.O.D.C. financial records.
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TABLE 5.

SUMMARY FINANCIAL PROGRAM 1975-76 TO 1979-80

OUTLAY	 1975-76	 1976-77	 1977-78	 1978-79	 1979-80	 Total

1. Land Acquisition
and development 8,390 14,921 13,798 13,964 11,793 62,866

2. Housing 3,250 4,928 5,386 7,196 8,036 28,795

3. Comm (rcial
Properties 960 3,691 4,544 3,099 4,349 16,643

4. Recoverable
Building projects - - - -

5. General Municipal
Services 500 1,000 1,000 1,000 3,500

6. Water Sewerage
& drainage 100 1,397 1,444 2,021 2,131 7,093

7. Public Transport - - -

8. General
Administration 1,000 1,235 1,276 1,326 1,316 6,153

TOTAL 13,700 26,672 27,448 28,606 28,625 125,051

REVENUES

1. Land 950 3,044 3,171 4,173 4,254 15,592

2. Housing 1,035 2,695 2,754 3,396 4,866 14,746

3. Commercial
Properties 15 142 686 1,395 1,763 4,001

4. Recoverable
Building Projects - - - -

5. General Municipal
Services 25 75 250 350 700

6. Water Sewerage
& drainage

7. Public Transport

8. General
Administration

TOTAL
	

2,000	 5,906	 6,686	 9,214	 11,233	 35,039

TOTAL FUNDING
	

11,700	 20,766	 20,762	 19,392	 17,392	 90,012
REQUIREMENT

Source: B.O.D.C. financial records.
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involvement in the growth centre. During the course of six months

65 agencies were consulted: 26 Federal, 28 State, and 11 local

or semi-government. An additional 22 community organisations were

also consulted. Trying to co-ordinate the amount, scale and range

of public enterprise was complex but should not have been an

insurmountable problem. Complexity was not the problem. Of more

significance were the responses received from agencies when

approached to discuss their input into this publicly-led growth

centre development. Responses ranged from ignorance of what

growth centres were and what was proposed at Bathurst-Orange, to

complete antagonism that this "upstart" would have the temerity

to seek to involve itself with the workings of another government

undertaking. Acceptance that the Governments were earnest in

their intentions about growth centres was rare; many viewed

B.O.D.C. as a minor aberration to normal government activity, soon

to pass, and in the meantime, not warranting serious attention,

and certainly not meriting changes to entrenched programs. Faced

with this opposition Corporation staff soon discovered their lack

of power to engender co-operation. The enthusiasm of Corporation

staff to encourage co-operation in this exciting program incurred

the wrath of senior bureaucrats, even ministers. Co-operation was

translated to mean interference.

The N.S.W. Department of Main Roads (D.M.R.) exemplified the

attitudes of many in its ability to treat the growth centre with

disdain. Responsible for main roads throughout the State, the

D.M.R. already had plans for a by-pass route immediately to the

north of the then existing urban area of Orange. This was in

direct conflict with the structure plans, prepared by the consultants

in Sydney, which provided for relocation of this by-pass to the

south to permit urban expansion to the north. There was a similar

conflict in the proposed new city where the existing highway

passed through the centre of the proposed urban area. Again the

consultants had provided for the relocation of the highway to the

south. B.O.D.C. had been advised that the consultants and their

employers (P. & E.C.) had discussed the issues with D.M.R. officers

in Sydney during the preparation of the structure plans. The

first sign of resistance came when exhibiting the structure plans

for Orange; the by-pass had to be hastily added to the plans in

the original northern location. When approached about these two
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transport routes and other input into the growth centre development

B.O.D.C. was "instructed" that the structure plans should be

amended to comply with the D.M.R.'s proposals and further, that
the D.M.R. saw no reason to change its normal program of road

upgrading in the area just because the Government had announced

a growth centre.

This attitude by the D.M.R. was not restricted to the "junior"
B.O.D.C. When dealing with the D.M.R. regarding Sydney express-
ways, Uren was advised by a recalcitrant senior D.M.R. official
that "governments come and go but the D.M.R. goes on forever". 3

That confidence has proved to be well founded, for now growth

centre initiatives are dead, the new city in Bathurst-Orange has

been scrapped, and the D.M.R. continues to plan the Orange by-pass
in its northern location.

Officers resisting B.O.D.C. attempts at co-ordination may have

been displaying sound judgement and political astuteness by not

being too implicated in the growth centre. They may have been

more perceptive in identifying lack of political commitment; it

may not have been just bureaucratic inertia. In any event B.O.D.C.

was required to expend considerable effort in pursuit of compre-

hensive co-ordination, with dubious results. Politicians and

bureaucrats did not have the power to direct co-ordination from

their central position, and the Corporation was unable to overcome

entrenched bureaucratic power and entice co-operation.

Integration of private enterprise into the programs was nothing

more than bureaucratic condescension. In those early years

B.O.D.C. had no mechanisms to link into what private organisations

intended to undertake in the growth centre. It was acknowledged

by the Corporation that private enterprise would normally be a

significant provider of housing, construction and services.

Accordingly, when the five year development plan was prescribed

a proportion was "allocated" to private enterprise. In making

this allocation there was no real knowledge of whether it was

what private enterprise was either capable or desirous of doing.

Perhaps B.O.D.C. can be excused for including the role of private

enterprise this way for the question needs to be asked: what is

private enterprise? It seems public servants requiring these

co-ordinated five year plans envisaged private enterprise as some
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coherent body similar to the public service. Private

enterprise is a nebulous term encompassing "the conduct of

economic activities by individuals acting as entrepreneurs cr

through partnerships, associations, or companies with the

expectations of making a profit". 4 The disparate nature of
the huge number of private enterprises makes co-ordination through

anything other than the market mechanism difficult to envisage.

State allocations.

For as long as the federal governments were involved, B.O.D.C.

was required to prepare and submit five year development programs

and annual budgets. The five year plans were of interest to the

federal bureaucrats at the officers' meetings which preceded

Ministerial Conferences, but it was the annual budgets which

became the basis of actual allocation, and (as will be discussed

in the next section) the relationship between the plan and budget

was not always direct. State allocations were geared directly

to the annual budgets in the same manner as all other State

Government activities, and in this B.O.D.C. was blessed with the

reticulist skills of a senior State Treasury officer, Alan Dane.

Fortuitously allocated responsibility for growth centres, Dane

proved to be a powerful ally for B.O.D.C. As part of his

responsibilities he had been involved with the Federal/State

financial arrangements prior to B.O.D.C. commencing operations,

and had an empathy for this new organisation. The alliance had

two advantages for B.O.D.C. First, he was a valuable source of

contact with other State agencies. Over years in the N.S.W. system

he had carefully established contacts throughout the public service

and was always ready to tender advice to the Corporation when

requested. Introduction to the "right" persons to talk to were

arranged; advice of the "best" approach to adopt in negotiations

proved usually to be correct; feed-back on attitudes to the

growth centre, held within the bureaucracy, were helpful. Second,

and more importantly, annual State allocation of Corporation funds

seemed to be as much a function of Dane's involvement as any

comprehensive development plans. Although a tough financial

negotiator and stringent inquisitor of the Corporation's proposals,

B.O.D.C. staff found him both empathetic and ready to offer advice.

Five year plans may have been the espoused due process for growth
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centre funding and, as such, they had to be prepared for the
Ministerial Conferences. But as far as State allocations were
concerned it was the negotiations with Dane over the annual budget
which constituted the due-process-in-practice.

Federal/State Financial Agreements.

Ministerial Conferences were preceded by Officers' Meetings
at which details of the five year programs were examined. The
intention was that officers representing the responsible ministers,
together with officers of the Federal and State Treasuries, would
agree on the five year programs and budgets. Once agreed, the
Ministers would meet in Conference and approve the programs and
budgets. So that Federal funds could be allocated to B.O.D.C. a
further step was required. A Federal/State Financial Agreement
required the approval of the Prime Minister and Premier of N.S.W.
The negotiation of these decision nodes, which created problems
for B.O.D.C. and depreciated any value in the attempts at compre-
hensive planning, warrant elaboration.

The first problem involved diversity of advice. Informal
discussions were, of necessity, continuous with officers of D.U.R.D.
and Cities Commission as a precursor to Officers' Meetings. The
struggles between these two Federal bodies, which had originally
kept them separate, surfaced as a problem for B.O.D.C. Unaware
of the differences in perception, B.O.D.C. naively sought the
advice of both bodies only to find divergent advice being proferred
regarding aspects of growth centre activities. On occasions,
B.O.D.C. officers attended meetings in Canberra (such meetings
were never held in the growth centre) only to witness squabbles
between officers of the two bodies, sometimes with one group
stating a position regarding some matter and then haughtily
marching from the meeting. Apart from the frustration for B.O.D.C.
staff, it was anomolous that the Corporation was being loaned
Federal funds, which had to be repaid with interest, and being
forced to expend some of them on futile trips to Canberra to watch
competing bureaucrats perform.

The dilemma for B.O.D.C. was which advice to accept. It was
not always free to discard both sets of advice for it knew it
would have to face more formal negotiations at Ministerial

Conferences. Neither was it free to select one side's advice as
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there was no certainty who would be attending the Conference.

In time B.O.D.C. perceived that D.U.R.D. was the more powerful

body and Bruxner agreed to approach Uren, requesting him to

nominate only one body to deal with growth centre matters,

preferably D.U.R.D. The time of this request was coincidental

to moves already in train for absorption of the two Federal bodies.

Although the Cities Commission was abolished and its staff

incorporated into D.U.R.D. as a Bureau of Cities, 5 this restruct-

uring by fiat did not remove the differences in outlook, for

B.O.D.C. still found it was often faced with contrary advice on

aspects of the program. Given time the matter may have been

resolved, but D.U.R.D. and its Bureau of Cities were not to

have that time before November 1975.

The second problem was that Bathurst-Orange was just one of

many programs. The N.S.W. Ministerial Conferences did not deal
with Bathurst-Orange alone, they dealt with a number of different

programs all within the Federal ambit of urban and regional affairs.

For the 1974/75 budgets seven programs, including Bathurst-Orange,

each had an individual Financial Agreement. For 1975/76 D.U.R.D.

sought to bring six programs together into one "umbrella"

Agreement cover ing:

Urban expansion and redevelopment (Bathurst-Orange);

Urban expansion and redevelopment (Sydney South West Sector);

Urban expansion and redevelopment (Urban Land Council);

Sewerage;

Area Improvement; and

Restoration, Preservation and Improvement of Landscape and
and Buildings of Special Significance (National Estate).

This "umbrella" arrangement may have seemed administratively

reasonable for comprehensive co-ordination but the implication for
B.O.D.C. was that it was locked into a dependency on other disparate

programs also being approved. No matter how successful B.O.D.C.

may have been in negotiating approvals to its own programs, B.O.D.C.

funds could not flow until all other programs had been also fully

negotiated; and neither B.O.D.C. nor Bruxner had any input to

those. All the competing power blocks were involved: D.U.R.D.,

Bureau of Cities, and Federal Treasury; D. & D., Planning and

Environment Commission, B.O.D.C., and State Treasury. Even when
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the programs survived the machinations of these power struggles

they still faced the final confrontations of the responsible

ministers. B.O.D.C. might have been confident if it had depended

only on the association of Bruxner and Uren, but other programs
involved confrontation between Uren and Fuller; and there was

less confidence in the outcome of that. Once those confrontations

were over there remained the signing of the Agreements by the

Prime Minister and N.S.W. Premier.

The outcome of this long decision-making process, with approvals

required at bureaucratic, ministerial, and Prime Minister/Premier

levels, was considerable delays in B.O.D.C. implementing programs

during the first few years. In the volatile political climate

neither Government would permit B.O.D.C. to initiate any major

projects until each Government was tightly bound by the Agreement.

Because this process took so long (until March 1975 for the L974/75

budget and January 1976 for 1975/76) B.O.D.C. was forced to

continuously scale down its annual program to the level of funds

being proferred, and projects restricted to only those which could

utilise the allocated funds in the short time remaining in the

financial year. Comparison of the funding requirements for

1974/75 and 1975/76 shown in Tables 4 and 5 ($8.127m. and $11.7m.

respectively) with the actual allocations shown in Table 3 suggests

the Corporation was allocated all it had asked for. However, the

funds requested for the current year (the left hand column in

Tables 4 and 5) were inserted at the end of the negotiation process,

whilst those for the ensuing four years could be described best as

the "bids" from which negotiating would commence next year. For

example in 1974/75 B.O.D.C. suggested that it would be reque;ting

$14.624m. the next year. In that next year it "lost" nearly $3m.

during the negotiations, to be allocated only $11.7m. It was not

the comprehensive five year plans which determined what the

Corporation would do, they were used for neither comprehensive nor

long term allocations.

Local "buying and building".

During these first two years, involving extended negotiations,

the bulk of allocated funds was expended on land acquisition and

residential development as shown in Table 6.
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TABLE 6.

USE OF ALLOCATED FUNDS.

1974/75 1975/65

$ $

Land acquisition 5.02m. 7.35m.

Land development and servicing 1. 69m. 0.48m.

Housing construction
(rental and sale) 0.57m. 2.23m.

Factory construction 0.07m. 0.65m.

7.35m. 10.71m.

Percentage of total allocation:	 89.4% 91.6%

Source: B.O.D.C. financial records.

The large proportion (almost two-thirds) used to buy land was

partly a function of the restricted time available in which B.O.D.C.

could expend its allocation. Typical of governments it sought
to expend all its allocated funds within the same financial year.

It knew that funds could be carried over into the ensuing year

but that would almost certainly mean a compensating reduction in

the next year's allocation. One of the measures of a department's
status in the bureaucracy is the size of its budget and no

department is likely to have larger budgets approved in the face

of unexpended allocations. During the long budgetary machinations

B.O.D.C. staff negotiated with land owners in the growth centre

area, agreeing on acquisition prices pending the availability of

funds. Once the allocations were made, purchases could be rapidly

settled within the few months remaining before the end of the

financial year.

But this use of funds was more than just B.O.D.C. buying land

as an expedient way of divesting itself of its allocation in a

short time. It reflected a mixture of ideologies and attitudes

which prevailed at the time. The Federal Government, particularly

Uren and Troy, were ideologically committed to the acquisition of

all land required for development of the growth centre in order to

reduce the price of land. 6
The N.S.W. Government, on the advice

of its State Planning Authority, had reluctantly agreed in 1972

to public acquisition of land as a "necessary evil" in order to
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reduce land speculation in the growth centre. Uren and Troy's

prescription to return the developed land to the market only as

leasehold was anathema to N.S.W. conservative politicians who

constantly opposed the idea. For all his co-operation with Uren,

Bruxner was to reflect that the N.S.W. Government was " ... able

to water down the whole leasehold concept until it meant almost

nothing

At the time there was no serious questioning of the efficacy

of using loan funds to purchase large tracts of land, much of

which would not be developed for several decades. B.O.D.C. was

encouraged to proceed with acquisition, eventually even in the
new city which D.U.R.D. detested so much. The experience of

developing Canberra under sustained political commitment had

produced a delusion that it could be used as a model for financing

growth centres. In the heady days when growth centre policies

were emerging cash flows had been produced 8 for cities of 150,000

indicating profitability within 15 to 20 years, given specific

rates of growth and freedom for the developing authority (a

Corporation) to operate in all parts of the development market.

Acquisition of land proceeded more on ideological penchant and

published academic argument than on carefully scrutinised cash

flow analysis of its application to Bathurst-Orange. The

next two chapters of this thesis will show that assumptions

inherent in this approach were to change significantly over the

ensuing years such that B.O.D.C. was initially criticised for its

ineptitude for buying so much land, but subsequently to be permitted

to continue trading by selling off the "ideological farm".
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'183

CHAPTER 12.

NOVEMBER 1975 TO OCTOBER 1978: SUSTAINING A PROGRAM WITHOUT

POLITICAL COMMITMENT.

"I have never yet seen any plan which has
not yet been mended by the observations of
those who were much inferior in understanding
to the person who took the lead in the business".

Edmund Burke: Reflections on the Revolutions in France.

Malcolm Fraser came to power as Prime Minister through the
traumatic political events of November 1975. Neville Wran came to
power as Premier of N.S.W. in May 1976. The two Governments, which
they respectively led, each held new perceptions about growth

centres. Neither seemed interested in growth centres as a. pres-
criptive policy for selective decentralisation. Both were concerned

to consolidate their power widely across rural electorates.

Not wanting to be identified with what he perceived to he

Whitlam's programs of excessive largesse, and confident that he

would soon be prime minister, Fraser had already orchestrated a

series of policy reviews during 1975. Each "shadow" minister was
required to prepare a draft policy for a particular field.

These were submitted to a central committee, chaired by Phillip
Lynch, for deletion of politically unacceptable parts, and

reproduction into a common format. A foundation for the new

policies had previously been laid in the Liberal Party's concepts

of a "new federalism". This was primarily a reaction to the reform
policies of the Whitlam Government, an attempt to reduce the size

of the public sector, and also to act as a brake of State expansion

I/ ... by making expenditure increases more dependent on State-

induced rises in tax rates, which increases the political cost of

such government expansion". 1

Ian Wilson, a South Australian Liberal, as spokesman on urban and

regional issues travelled from State to State talking with Liberal

Party branches. Early in 1975 he attended several seminars organised
in Sydney to consider, amongst other items, growth centres in New

South Wales. At least one report submitted in Sydney advocated

Federal involvement in urban and regional affairs although it

contemplated the scaling down of inland growth centres to be
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replaced by a coastal cities strategy.
2 Wilson did prepare and

submit several drafts on urban and regional policies which never

saw the light of day. Discussions with State Liberal politicians

had revealed their animosity to D.U.R.D. and resistance to any

Federal involvement in urban issues. It appears policy evaluations

by Lynch's committee never included the details of growth centres

for it had already been determined that any Liberal Federal

Government should not become involved in urban issues at all.
3

In delivering his N.S.W. rural policy speech at Griffith on

13 May 1976 Wran made no direct reference to growth centres as a

policy. There was scant reference to regional development

corporations, assistance for cultural facilities in several centres,

and advice that freight centres would be constructed at Griffith,

Casino and Cootamundra. These last three centres were all marginal

Labor seats and winning them proved to be important in Wran gaining

power.

Like the Federal Government, Wran's Government was interested

in consolidating its base in rural electorates. This was important

given the balance of power in New South Wales where a few seats may

decide the outcome of the election. Once in power Wran initiated

a strategy of ingratiation where Cabinet meetings were held in

selected rural electorates. At these meetings the agenda seemed

to always include, as though coincidentally, some form of local

largesse requiring Cabinet decision. In keeping with its continuous
fascination at the prospect of regaining the Bathurst seat, one

such Cabinet meeting was held in Bathurst.

Can the program be sustained?

Neither the Federal or State Governments had announced any

substantial support for the growth centre policy in Bathurst-Orange.

On the other hand neither had stated outright that the program was

to cease. For B.O.D.C. it seemed there remained the prospect it

could sustain operations. The problem facing O'Keefe and his

Corporation was to determine appropriate coercive strategies. At

no stage was the notion that the program should be wound down ever

countenanced by either Corporation or staff. The propriety of the
program was always accepted; the only question to be answered

was how was it to be sustained when the political commitment. seemed
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obscure and tenuous. Weiss points out that "the politics of

program survival is an ancient and important art. Much of the

literature on bureaucracy stresses the investment that organiza-

tions have in maintaining their existence, their influence, and

their empires". 4

Throughout the period up to the next State election in October

1978, the program was sustained despite the dwindling policy

commitment. Funds were provided by both Federal and State

Governments as shown in Table 7 with the Corporation continuing

to "buy and build". The events to be explained in this chapter

have three features: there were attempts to change the perceptions

of those in power; the program was sustained, at least in part,

despite attempts to change it; and there were attempts to seek

substitute power bases.

TABLE 7.

Government allocations 1976/77 to 1978/79.

1976/77 1977/78 1978/79

Federal Government loans $3.22m. $1.50m.

State Government loans 4.00m.

Borrowing allocation 2.99m. 8.69m. $9.00m.

$10.21m. $10.19m. $9.00m.

Source: B.O.D.C. financial reports.

Changes in Federal perceptions.

With Malcolm Fraser installed as caretaker prime minister D.U.R.D.

Prepared documents aimed at convincing the conservative politicians

to maintain the urban and regional programs, in the event Whitlam

and Uren did not survive the pending election. In doing so officers

of D.U.R.D. were not optimistic that either Labor would be returned

to office, or that a Fraser Government would maintain the program.

B.O.D.C. shared the pessimism. It became aware that federal

bureaucrats saw a change in government as an opportunity to overturn

initiatives commenced by Uren and the newcomers in D.U.R.D. An

example illustrates the attitude. Having spent considerable work
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in preparing to accommodate a federal police academy in the

growth centre, B.O.D.C. officers were advised that should the

Labor Party not regain office then they could forget the academy,

for it would be located in Canberra where all the Canberra based

senior police officials had always wanted it.

Once installed in full power, having won the election on 13

December 1975, Fraser quickly made structural changes. D.U.R.D.

was abolished and a Department of Environment Housing and
Community Development (E.H.C.D.) established on 22 December 1975

with Senator Ivor Greenwood as Minister. The previous head of

D.U.R.D., Lansdown, was retained to lead the new Department.

The restructure was more than a name change, for functions and

staff from other Federal agencies were moved into E.H.C.D. One

interesting sidelight of the reorganisation was that the housing

section of the Department of Housing and Construction joined

E.H.C.D., a section Troy had earlier strenuously avoided absorbing

to ensure there would be no contamination of D.U.R.D.'s ideologies.

For a brief time it appeared that the initiatives might be

retained under Greenwood, and B.O.D.C. staff who had invested so

much energy into the growth centres dared to feel optimistic.
From Troy's account, E.H.C.D. staff had similar feelings, for

Greenwood was in a position of power in Cabinet and had begun to

show an appreciation of the urban and regional programs. 5 Any

optimism was short lived for the Senator unfortunately suffered a

stroke just as the 1976-77 Federal Budget was to be discussed by

Cabinet. Troy laments:

"... the Department's strategy for a crucial
budget was completely disrupted. It meant that
the departmental brief had to be argued by an
acting minister who was preoccupied with his
own portfolio. As well, the Acting Minister,
Michael Mackellar, was not a cabinet member and

E.H.C.D. suffered badly in the Budget and its diminished role

became even more apparent with the appointment of Kevin Newman to

replace Greenwood, following the Senator's untimely death. Newman

was a junior minister, outside the Cabinet, and, as suggested by

Weller and Grattan, despite his prime ministerial patronage he did

not prove to be a strong ministerial leader. 7
All this was a far

lacked Greenwood's political prestige and skills..." 6
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cry from the euphoric days of D.U.R.D. under Uren.

Considerable B.O.D.C. effort was diverted to learning the new

outlooks and power structure, and although to sane extent an

interested bystander, it tried to convince the new Government

of the pertinence of Bathurst-Orange. At that stage the feeling

persisted in the Corporation that it was really only a matter of
having the opportunity to present Federal politicians with the

virtues of the growth centre. Once appraised of the facts, as

only the Corporation could do (and not those biased views presented

by others) it was naively anticipated that enlightened politicians
would embrace the concept. The Corporation need not have bothered.

Embroiled in the economic imperatives of inflation and unemployment,

the Fraser Government was not to be convinced; if ever there had

been any real prospect of that.

The Federal Government maintained a token commitment to urban and

regional issues through E.H.C.D., although it paid scant attention

to a House of Representatives Standing Committee on Environment

and Conservation. A report from that Committee acknowledged that
Federal Governments had a powerful influence on the distribution

of Australia's population and the structure of its cities,
3
 but

noted that E.H.C.D. had been "conspicuously unsuccessful in co-

ordinating the Commonwealth impact on the urban environment".9
Sandercock, reflecting the strong feelings of many commentators,

described the Fraser Government perceptions as reflecting " ... a

callous lack of concern, both for that 20 per cent of the population

'at the bottom of the heap', and for the quality of life of the

majority of city dwellers". 10

Lloyd and Troy provide a detailed account of the process of

D.U.R.D. dismemberment. 11 What they do not describe is the

"emigration" of D.U.R.D. ideologies to politically sympathetic state,
or the safe confines of academia. Overall observed this flight with

disdain, reflecting that it was the inevitable outcome of planners

undertaking political activism; they were not prepared to "

stick out the job once their political patronage had gone". 12 This
criticism is not entirely valid as many of the senior positions

in D.U.R.D. had been filled by staff employed as advisers on Urenis

personal staff, contract executives, and advisers outside the public

service. 13 In such positions it may not have been possible to
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"Stick Out the job", no matter how resolute they may have been.

Overall's comments do, however, pose the question: to what extent

should planners be politically active, unequivocally committed to,

and identified with, the political ideology of one party if their

fate is likely to rise and fall on the party's position of power?

This will be further discussed in the general conclusions.

It is not clear whether Fraser had appointed Greenwood as an

experienced, strong minister to oversee the decimation of D.U.R.D.

and that the Minister had been converted by the evangelism

of D.U.R.D. The genuineness of his interest and strength of his

power was never tested through the tough gauntlet of Cabinet

budget sessions. Equally, it is not clear whether the politically

neophyte Newman had been appointed to ensure urban and regional

programs withered on the vine through lack of leadership. Both

would have been feasible strategies for a Government wishing to

withdraw from programs. Two aspects, however, are clear. First,

the attitudes of powerful Liberal cadres, advocating less Federal

involvement in urban and regional affairs, prevailed; the Federal

Government withdrew from the growth centre initiatives of the

Whitlam years. By 1978 any remaining vestige of Federal involve-

ment in Bathurst-Orange vanished when, to Bruxner's great

disappointment, Fraser virtually tore up the side letters so

carefully nurtured with Uren. 14 Second, having diverted considerable

effort in the vain pursuit of Federal patronage, B.O.D.C. would be

dependent on State commitment alone. It was now a matter of
securing that.

Seeking to coerce State commitment.

Following the resignation of Sir Robert Askin as Premier, and

later Sir Charles Cutler as Deputy Premier, the N.S.W. Government

went through several leadership struggles and ministerial reshuffles

in the build up to the State election in May 1976. During these

B.O.D.C. suffered another adversity, having so recently lost the
patronage of Uren; Bruxner was promoted to the portfolios for

Transport and Highways. Having proved himself a capable minister

with the minor Decentralisation and Development portfolio he was

given the responsibility for the more important, and at that time

sensitive, one. It was necessary to have the best ministers in

those portfolios likely to generate electoral reaction during the
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forthcoming election, for the Liberal/Country Party coalition was

now facing the rising electoral appeal of Neville Wran in his

leadership of the N.S.W. Labor Party.

Responsibility for D. & D. and B. O.D.C. was given to Milton

Morris, a longserving Liberal minister recently returned to the

front benches after a period of illness. Even though he I-.ad been

Minister for Transport for ten years and Minister for Lan&s and

Forests for a brief period after that, B.O.D.C. could not help

feeling their new Minister had been given the portfolio in which to

ease quietly back into parliamentary life. This judgement may have

been grossly unfair to such an experienced minister but, as was
so often the case for B.O.D.C., there proved to be insufficient

time to verify the perceptions. B.O.D.C. was still endeavouring

to brief the new Minister when the May, 1976 election changed

political power in the State.

With the change of State Government, Don Day was appointed as

Minister for two portfolios: Decentralisation and Development and

Primary Industries. A former car and tractor dealer, Day represent-

ed the Casino electorate, at that time a lone north coast Labor

seat within a stronghold of the Country Party. The allocation of

two portfolios to the one minister evinced the new Government's

attitude to decentralisation; it could be "tacked" onto a. more

senior ministry. Day would manage D. & D. in his spare time after

dealing with his much larger Department responsible for primary

industry.

The B.O.D.C. briefing machinery was set in motion, or rather kept

in motion, to provide the new Minister with necessary material,

confident that it would entice his commitment to Bathurst-Orange.

With the constant changes of power B.O.D.C. became adept in briefing

politicians. Within the space of eighteen months (during 1975 and

1976) it prepared briefing material for seven politicians new to

growth centres: a prime minister and two federal ministers, two

State premiers and two State ministers. In B.O.D.C.'s case briefing

did not mean simply bringing politicians up-to-date with its
activities. Having been launched as a contrivance of governments,

by mid-1976 B.O.D.C. found itself having to justify its existence

to those same governments, albeit with different parties in power.

Briefing became part of strategic fighting for survival.
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These briefings were made more significant because the
Corporation was never the sole source of advice proferred. Rightly,

ministers seek a wide range of advice : instructions from Cabinet,

senior ministers, personal advisors and associates, interest and

lobby groups. Advice is both favourable and disparaging to
existing programs. In their study of federal ministers, Weller

and Grattan found permanent heads acknowledged that ministers should

seek outside advice " ... as long as they could have the last word45

In the case of B.O.D.C. O'Keefe, even though he was permanent head,

had to continuously counter contrary briefs to his Minister, parti-

cularly from some D. & D. officers. There was never any guarantee

his would be the last word once he had boarded a plane to return

to Bathurst-Orange, leaving others to continue their traverse of
the Sydney corridors of power.

To some extent B.O.D.C. had to be content to be a bystander to

the diminishing Federal involvement. Such was not the same in the

State arena for O'Keefe could be a more active participant. In his

endeavours to change or shape the opinions of his Minister, a

struggle emerged. Day was seeking to constrain what was perceived

to be an unrealistic dream, and redirect decentralisation programs

towards regional development corporations. O'Keefe was striving

to sustain commitment to a project he judged he had been appointed

to implement.

These proposed regional development corporations, mentioned by
Wran in his rural policy speech, provide an example of both an

attempt to directly divert a Government initiative and also a lost

opportunity for securing an alternate power base. Within months

of his appointment, Day requested the Corporation to provide views
on B.O.D.C. being transformed into a Regional Development Corporation.

The idea of regional development corporations had been dormant in

D. & D. since the late 1960's when Phil Day had been Director.

Now resurrected, a departmental paper was produced outlining the

purpose and structure which might be utilised for them.

From the very beginning the B.O.D.C. members opposed the concept

and determined to resist the Minister's attempts to reform B.O.D.C.

into a regional body. In a series of meetings, a small sub-committee
of Corporation members and senior staff prepared a case designed to

"hit the Minister" hard, showing him that B.O.D.C. could not operate
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on a regional basis. Further, it was to be stated that growth

centre development could not be integrated into the regional

development concept. Not all members of the sub-committee shared

this latter analysis, arguing that there was a theoretical basis

for development of growth centres as a strategy in regional develop-

ment. 16 Interest in theory was considered too academic and this

argument was dismissed. The Minister was advised that B.O.D.C.

should remain as it was. Day must have accepted the advice, or at

least took no further action on it, for nothing transpired Ln

relation to B.O.D.C. before the next election.

In opposing the transformation into a regional development

corporation B.O.D.C. may have passed up an opportunity to secure

the commitment to the organisation, possibly even the growth centre

as part of a regional development strategy. To have taken the

opportunity could well have provided the Corporation with a program

for which the Government had some policy commitment. In determining

to resist the Minister's request O'Keefe was insistently pursuing

a program for which it was to become increasingly apparent there was

no political commitment.

Contriving program commitment.

At his first meeting of the Bathurst-Orange Growth Centre Co-

ordinating Committee (previously meeting under Bruxner) Day advised

the Corporation Chairman that " ... as a matter of policy there

should be no acquisition of land not immediately required". L7 This

was clearly a variation to the policy of total land acquisition

under which the Corporation had been operating to that time.

Simply changing a policy of previous governments was not of itself

unusual, that is common in political decision-making. In the case

of land acquisition there were personal implications for O'Keefe;

having always perceived that an important consideration in his

belated selection as chairman had been his experience of public

acquisition and management of land. He had not been responsible for

the formulation of the policy of total land acquisition, and may not

have shared the ideological perceptions upon which it was based. He

was concerned with the implementation of the policy. One measure of

success for career public servants is the efficient completion of

programs countervailing the perceived vagaries of politicians.
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Having struggled to get it so far, for Day to now suggest that

land acquisition was not to proceed shook the foundations of the

role O'Keefe understood for himself.

There had been no identifiable rational evaluation of land

acquisition as a policy. It was assessed as a significant item
where budget constraint could be exercised, and B.O.D.C. was advised

by the Minister accordingly. O'Keefe responded, not with the

rational argument for the validity of the policy (as his staff

wanted to whenever "their program" appeared threatened), but by
pointing out shrewdly to the Minister the political implications

of not continuing. There was no discussion of the reasons upon

which earlier governments had chosen to implement the policy. The

Minister was advised by his Chairman that if land was only to be

acquired when it was required many landowners would be banished to

some indeterminate limbo awaiting an imprecise future acquisition.

There was little necessity to point out the disquiet this would

generate, particularly as negotiations had by this time been umder-
taken with most landowners, many of whom were anxiously awaiting

the availability of Corporation funds to enable settlement. It

was left to the politician to assess the effect of any disquiet

on the Party's electoral appeal. Reinforcing the pressure, O'Keefe
was able to cite the legislative requirement that all land acquisi-

tion had to be completed by 1980-81.

O'Keefe was supported by other officers at the Co-ordinating

Committee, and the Minister eventually agreed to an abridged program

of "mopping up" selected areas to provide amalgamated holdings for

future development, and dealing with hardship cases.

Tables 8 and 9 outline the funds expended and areas acquired in

the land acquisition program up to the end of 1978 - 1979. In the

1977/78 year the Minister permitted B.O.D.C. purchasing land on term

It was argued that this would permit the limited funds beLng applied

to more hardship cases and consolidate more areas. In the strategy

to commit the Government it also ensured that funds would be

committed into the following two years, for the land was purchased

over a three year period.

Having earlier been faced with a cessation of land acqua.sition,

O'Keefe managed to acquire more land under Day's ministry (4445 ha)
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TABLE 8. B.O.D.C. Land acquisition: 1974 1978.

Funds expended.

Bathurst	 Orange	 Blayney

$m.	 $m.	 $m.	 $m.	 $m.

1974/75	 0.86	 2.74	 --	 --	 3.60
1975/76	 2.03	 2.20	 0.69	 2.37	 7.29
1976/77	 1.11	 1.18	 0.16	 1.15	 3.60
1977/78	 1.35	 1.19	 0.03	 1.18	 3.75
1978/79	 0.50	 0.55	 0.08	 0.71	 1.84

5.85	 7.86	 0.96	 5.41	 20.08

Source:	 B.O.D.C.	 Records.

TABLE 9	 B.O.D.C. Land acquisition:	 1974-1978.
Areas acquired.

Bathurst Orange Blayney New City Total
ha. ha. ha. ha. ha.

1974/75 248 357 -- 605
1975/76 338 356 251 2,180 3,125
1976/77 210 155 21 972 1,358
1977/78 289 255 10 1,380 1,934
1978/79 82 67 130 874 , 1,153

1,167 1,190 412 5,406 8,175
% of total
designation (90%) (83%) (79%) (72%) (76%)

Source: B.O.D.C. Records.

New TotalCity
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than he had previously; expending a further $9.19 million.

Either the Minister was prepared to accept a liberal view on what

constituted a hardship and how much land could be consolidated, or

he compromised his earlier policy direction. Whatever, a distinct-

ive feature of O'Keefe's term as Chairman was that so much of what

can be considered an "ideological farm" was purchased. If that

was a measure of successful administration, it was to also be

subject to stringent criticism from Day's ministerial successor.

Electoral enchantment.

In examining these events and features of the program it must be

recognised that none would have been sufficient to sustain the

program, either individually or collectively, had there not been

the underlying power of the electoral potential for winning the

Bathurst seat. As long as there was the prospect of gaining

Bathurst, B.O.D.C. was buffered against what it might have consider-

ed precipitous government action. In allowing the program to

continue, albeit in a reduced form, the Government was prepared to

accept all the electoral kudos, without making any unequivocal

commitment to growth centre policies, or Bathurst-Orange as the

State's pilot project.

It is acknowledged that these were not the sole reasons why the

Government permitted B.O.D.C. to continue the project. In the few

short years of growth centre development considerable momentum had

been built up which no government could stop unilaterally.

Associated with this, Premier Wran's early years in government

were marked by a cautious approach to reform, in contrast to

Whitlam's earlier more strident activities. O'Keefe also utilised

familiar strategies of ensuring politicians received every opportuni-

ty for benefit: opening buildings, announcing electorally attractivE

decisions, attending functions in the growth centre.

Concern for the program's future.

Corporation programs were initially premised on the construction

and sale of residential and commercial buildings. Rental accommo-

dation was also included but cash-flow analysis indicated that

returns were very low in the early years, insufficient to meet their

loan commitments for many years. From the very beginning B.O.D.C.

had been prohibited from any commercial activity in the existing
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urban areas, so revenue from that activity would have to depend

on the long term development of the new city. The only source of

revenue sufficient to meet the projected loan repayments in the

short to medium term would be the residential and industrial market.

By the time Day became the Minister, B.O.D.C. had constructed

houses and factories. The levels of income generated from these

sources are shown in Table 10. The figures for 1980/81 are

included as the first year of selling off the "ideological farm"

to be discussed later.

TABLE 10.

Incomes from "buying and building" 1974 - 1981.

Sales of completed	 Rental: residential
houses and land.	 and industrial. 

$m.	 $111.

1974/75	 0.01

1975/76	 1.31*	 0.08

1976/77	 0.46	 0.24

1977/78	 0.94	 0.56

1978/79	 0.83	 0.92

1979/80	 0.81	 1.18

1980/81	 4.84	 1.29

Note: * The sale income for 1975/76 includes $0.89m. sale
residential land to the N.S.W. Public Service
Board for accommodation. of C.M.A. Personnel.

Source: B.O.D.C. records.

Not being experienced in the market B.O.D.C. acknowledged that

it made errors of judgement in the type of houses built and by the

middle of 1977 had houses on its books which appeared unlikely to

sell. Always ready to snipe at the Corporation, D. & D. officers

were quick to bring these to the Minister's attention. B.O.D.C.

argued that in order to accumulate the necessary funds to repay

loans when due there must inevitably be some speculation and errors,

maintaining that the "slow" houses could be transferred to rental

accommodation. Day, however, had been subjected to representations

from local builders and real estate developers complaining at the

Corporation's involvement in the market. Not wanting to antagonise

the electorate, Day restricted the Corporation from expanding
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residential construction other than for rental purposes, putting

it in an intolerable position facing the repayment of loans when

they became due.

B.O.D.C. advised the Minister of its growing concern at the

implications of a program based entirely on loan funds when sources

for generating profits were continuously being withdrawn. In

preparation of budgets for 1978/79, extrapolated income anti expendi-
ture had warned of problems to come if this pattern was to be

pursued. Having been advised of these implications by the Corporatio]

the Minister determined that "it was time for a complete reassessment
18.of the activities and financing of the Corporation"	 This was to

be prepared by the Corporation within three months as a working

paper for discussion and preparation of a Minute to be submitted to

Cabinet by February 1979.

B.O.D.C. launched itself into the task with no real knowledge

of what its Minister intended to be discussed in Cabinet. Those

working on the re-appraisal were not to learn of the Minister's

intentions, because the State election was called for October 1978
before the financial analysis was completed.

Continuing to seek the patronage of the Public Service.

Throughout this period of uncertainty O'Keefe maintained the

Corporation's allegiance to the N.S.W. Public Service. Consistent

with his expressed interest in publicly led development of the

growth centre and new approaches to management of public service

organisations he sought to introduce what he understood to be

innovative management in B.O.D.C. There were three potential

benefits to be gained: evidence of innovative approaches at work;

patronage of the Public Service Board; and consolidation of

O'Keefe's position as a progressive senior public servant.

A distinct feature of O'Keefe's term as Chairman of B.O.D.C. was

the operation of multi-disciplinary project teams. They were

established whenever the occasion presented itself. Some were

restricted to professional and technical officers appropriate for

specific development projects. Others were considered as mechanisms

for public participation and consensus decision-making. These

latter teams included membership from selected people outside

B.O.D.C.
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In his discussion of organisation theory and public lear:aing

Hambleton suggests that the three main varieties of organisation

theory (classical; human relations; organic and systems theories)

all " ... provide important insights on how to organize the

institutions of urban government to further public learning".
19

It was the third variety which O'Keefe sought to incorporate into
his organisation, though not because of a desire to foster public

learning or from any inclusive knowledge of organisation theory.

O'Keefe's interest in organic management approaches came from an

instinctive feeling that they would work in the tasks he confronted.
Without necessarily understanding the theories, O'Keefe's practical

experience led him inherently to implement "... organic and system

theories which recognize the complexity of the organizational task

and stress organizational variety, lateral and informal communi-

cation, feedback and self-adjusting control mechanisms". 20 It is

not the purpose of this research to examine the efficacy et this

approach, nor was it permitted to operate long enough to provide

any reasonable assessment. It is worth mentioning however, that

O'Keefe was faced with considerable difficulty in trying to operate
a matrix management approach with many of his staff (and public

service inspectors) entrenched in classical organisational structure:

stressing order and authority, rationality and legality.

Innovative management approaches were not only useful for the

tasks at hand. Of at least equal value was their potential for

fostering the interest of the Public Service Board in B.O.D.C. as

an example of innovation, and of O'Keefe as a progressive manager.

O'Keefe maintained personal contact with the Chairman of the Public

Service Board, Sir Harold Dickenson, taking every opportunity of

encouraging his patronage of the fledgling organisation. There

were also opportunities, always readily taken, to address meetings
of public servants.

Considerable effort was expended on fostering this Public Service

patronage, primarily as a bolster against the political turbulence

of the period. By the end of 1978 O'Keefe had cause to feel he had

been successful; there were signs of interest by the Board and its

senior inspectors. By the middle of 1979 the fickleness of that

interest and the shallow depth of patronage once Sir Harold

Dickenson retired, were to show that the effort had all been in

vain. Public Service Board Inspectors who were imagined to be in
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favour of B.O.D.C. were soon to be used to justify its liquidation.
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